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Overview
Municipalities in Mozambique were established by law in 1997 and elected in 1998 for the first time, only a few years after 
the peace agreement. Most inherited archaic and dysfunctional remnants of colonial and central government systems and 
infrastructure, and as such limited progress was achieved in transforming them into functioning local governments during 
the first mandate (1998-2002). During the second mandate (2003-2008), however, significant improvements were seen as 
municipalities began to grasp the nettle of local governance and some service delivery challenges. By the end of their first 
decade most municipalities have reorganized themselves to some extent and a number have undertaken initiatives that 
are beginning to bear fruit. There remains a long way to go, however, before municipalities will be robust enough to deliver 
quality local services to meet growing demand. There is a danger that the pace of municipal technical and financial 
capacity development will be overtaken by the growing municipal population and by transfers of additional mandates. 
Municipalities, central government and the Association of Municipalities (ANAMM) need to support municipalities to 
perform their potentially significant role in improving living conditions, stimulating growth and cementing meaningful 
democracy in Mozambique.
This brochure summarizes the main findings of a broader study coordinated by the World Bank and ANAMM, working 
with a Committee made up of ANAMM, the Ministry of State Administration (MAE) and the various funding partners: 
The Austrian Development Cooperation (ADC), the Danish Development Agency (DANIDA), the German Technical 
Cooperation (GTZ), the Swiss Development Cooperation (SDC), UN-HABITAT and the World Bank. University College 
London’s Development Planning Unit was brought in to assist in the overall planning and coordination of the work. The 
views, interpretations, discussions, findings, and conclusions presented in this report belong to the authors of the report 
and do not necessarily reflect the views of the national and international entities involved in its preparation.   
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From 1997 to 2008: Findings
Municipalities are growing in number and in size. according to the united nations, Mozambique has one of the 
largest urban populations in east africa at 36%, and it is expected to grow to 60% by 2030. urban growth (3.03%) 
and municipal growth (2.84%) are both faster than national and rural growth according to census data. furthermore 
the growth numbers belie substantial variability, with 7 municipalities growing at over 10%, a further 5 growing at 
between 5-10%. only 3 are growing at less than 0.5% (see figure 1). Municipalities are also growing in number, from 
33 in 1997 to 43 in 2008. in the absence of proper urban planning, the rapid pace of growth in certain municipalities 
will result in the expansion of informal settlements. 
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Figure 1. Municipal population annual growth rate 1997-2007
Source: Own calculations based on data from the 1997 and 2007 Census.
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Municipal responsibilities are increasing and the country is undergoing an asymmetrical process of 
decentralization.  Municipal mandates are increasing from providers of local services such as parks, roads, public 
safety, public lightning, municipal policing, and solid waste, amongst others, to more complex social services 
including aspects of education and health—as mandated by Decree 33/2006. the increase in demand for services 
is not, however, being accompanied by an expansion of employment, formal economic activity and revenue. close 
to 70% of the GDP in Mozambique is produced by the industry and services sectors, mostly located in urban areas 
but urban poverty remains high and from 1996/1997 to 2002/2003 (the period to which most recent data exist) did 
not fall as fast as rural poverty. there is also substantial variation of growth and poverty within municipal boundaries 
and between the urban, peri-urban and rural areas. 
Municipalities have a role to play in reducing poverty and stimulating investment. urban poverty reduction 
relates, amongst other things, to access to land, services, jobs and food. Municipalities play the key role in 
regularization of land tenure, improvement in tenure security and formalization of largely corrupt land markets, all 
of which are recognized internationally as fundamental to channeling investment and savings to establish assets 
among the poor. urban and peri-urban agriculture initiatives for food security and job creation can be supported by 
effective urban planning and land use rights, as well as targeted support services. Municipalities can contribute to a 
more conducive environment for investment and employment creation through a range of instruments including 
investments in critical physical infrastructure (e.g. urban roads), reduction in red tape (e.g. business licenses) and the 
provision of public services through public private partnerships. 
Municipalities are important for consolidating democracy. Municipalities are the only elected local governments 
in Mozambique and as such their credibility with citizens is fundamental to the consolidation and institutionalization 
of good governance and democracy in the country. Municipalities have a role to play both by undertaking and 
deepening engagement in the formal governance processes, and by empowering the poor to voice and access 
opportunities through enhancing their participation in planning and budgetary activities. 
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Municipal development has progressed in the last ten years. the municipalities created in 1998 inherited an 
extremely weak organizational structure and infrastructure that had generally not been maintained or upgraded 
since the colonial era. similarly, they inherited a very limited municipal tax base with no or outdated property registers 
and generally no culture of tax payment. Despite this disadvantaged starting point, a number of municipalities have 
managed to overcome some of their organizational challenges and have achieved positive improvements in service 
delivery, particularly during the most recent mandate (see table 1). there is nevertheless a major backlog in all areas 
of service delivery combined with a rapid increasing demand for services from the growing urban population. 
“urban” and “municipal” are not synonymous in Mozambique, and municipal boundaries often include a mix of 
dense urban areas, peri-urban areas and rural space. this places additional challenges on municipal management 
teams as priority services and models of service delivery will vary significantly across these various spaces. there 
have, however, been some notable efforts and successes in the first ten years. 
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Table 1. Some Examples of Municipal Good Practices in the first 10 years
1. Improvements in Financial Management
beira has instituted a simplified financial management system. it has also improved collection of revenue from 
markets, as has Montepuez.
Maputo city has increased its own revenues by 55% in 2 years. 
at least 20 municipalities have participated in training programs supported by the ta, iGf and development 
partners on financial management and reporting, including preparation of municipal annual financial statements 
required by the ta.
2. Participatory Planning, Budgeting and Citizen Oversight
Dondo, Maputo and Montepuez have had some positive experiences of participatory budgeting and planning, 
with support from external partners. there are also some exciting initiatives under way in Maputo, nacala, Gurue, 
chimoio and Vilankulos to improve transparency and combat corruption. in Montepuez and Dondo, community 
radio has been used for civic education and to publicize municipal activities. Most of these are still too recent 
to be considered fully institutionalized. Maputo city is currently undertaking its third annual citizen report card 
conducted by independent researchers and has launched its participatory budgeting program.
3. Urban Upgrading
successful pilots have been undertaken in bairro Josina Machel in Manica city, bairro Mafariha in Dondo and 
in Marromeu, building on earlier good practices in Maputo (Maxaquene) and nacala, but scaling up is now 
important.
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4. Solid Waste Management
Maputo city has successfully introduced primary collection contracts for solid waste consisting of door to door 
waste collection or at pre-established fixed points in a neighborhood, using carts or tractors. secondary collection 
contracts with private operators have been signed recently. the fee for solid waste collection which is billed as a 
surcharge on the electricity bill, administered by the electricity company (edM), has been very successful and other 
cities are following suit. Maputo expects its solid waste management system to be fully sustainable by 2012.
5. PPPs and Alternative Models of Service Delivery
Municipalities have entered into partnerships with local companies for social projects, including a sugar company 
in Manhica, coconut oil processing companies in Maxixe, mineral water bottling company in Manica, and a cement 
company in Dondo. 
Maputo city has set up a Public Private Partnerships department and has signed 12 contracts totaling over $7 
million in investments, and further contracts valued over $50 million are under negotiation. 
6. Improvement of Market Infrastructure
one of the most visible investment efforts by municipalities to date has been in market infrastructure, including 
in Marromeu, beira, Manica, Montepuez, ilha de Mocambique, Dondo and chokwe among others. some of these 
have been more successful than others.
7. Environment
Montepuez has intervened to protect flood-prone areas and prevent erosion of hillsides by planting trees and building 
a large ditch for channeling runoff water with the direct involvement of the potentially affected communities. Maputo 
has constructed the new avenue sebastiao Mabote to high standards of environmental and social safeguards, by 
following a rigorous framework for consultation and engagement with affected and beneficiary communities.
10
Municipal Development in 
MozaMbique
 Lessons froM the first DecaDe
Lessons from the First Decade: 
Challenges 
A major constraint that municipalities face is their imperfect legal and policy framework 
(i)  Functional responsibilities remain unclear in certain areas. the overall legal framework for municipalities 
is covered in the “Pacote autarquico” or Municipal Package of Laws enacted in 1997 and reformulated in 
2007 and 2008. a number of these laws are still under revision. although some steps have been taken to 
clarify ambiguities in the original “pacote”, there remains a lack of clarity as to the current responsibilities of 
the municipalities, and particularly with regard to the mandates that are either unclear or require concurrent 
responsibility. a second category of municipal responsibilities includes those that are in the process of being 
transferred to the municipalities under Decree 33/06, including major social services in health and primary 
education. this is likely to be a primary focus of municipal policy and reform during the next few years. however, 
there is not yet a fully elaborated strategy with clear criteria and methodologies for transferring functions from 
the state to municipalities, including the transfer or establishment of financial, human and material resources 
required to ensure service viability once undertaken by the municipalities. this has been exacerbated by 
the highly centrist tradition in Mozambique, and the lack of coordinated voice by municipalities that has 
limited the role that municipalities can play in the national debates on public sector reform and poverty 
among others. the central government ministries’ are more used to dealing with provincial and district level 
governments, which are politically and structurally closer to them. Many other aspects of the policy framework 
for decentralization remain unclear and it remains to be seen whether these will be dealt with effectively by 
the anticipated decentralization policy and strategy expected for mid 2009. 
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(ii) Despite “gradualism” being a core principle of municipal reform, there has been little transparency in the 
process of selection of new municipalities. the technical basis for planning the continued expansion of the 
local government system is not defined in a clear and replicable methodology, which would establish standards 
and targets for adding new municipalities. similarly, the technical basis, the criteria, and the procedures for 
the shifting of municipal boundaries are not clear. furthermore, the lack of a territorial dimension to the 
system of representation by which Municipal assemblies are elected appears to weaken responsiveness and 
accountability within the municipality.
Underlying systemic constraints continue to limit municipalities’ ability to transform urban space. Municipalities 
are complex multi-sectoral organizations and their ability to deliver in any sector is strongly influenced by the 
strength of a number of elements that work as a system. these underlying constraints operate particularly in the 
following areas: governance, planning, finance, organizational development and human resources.
Health Center in Niuhila - Montepuez
The decree 33/2006 expanded municipal responsabilities in the sectors of health and education
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(i)  Mozambique’s municipalities score medium to low on the UN Governance Index. the index combines 25 
variables into 4 dimensions, to measure effectiveness, equity, participation and accountability. although the 
sampled municipalities scored well on effectiveness, indicating that they managed to use their extremely 
limited resources relatively well, the scores across the remaining three dimensions were poor but improving. 
the lack of women in key municipal positions, limited use of pro-poor policies, low municipal election turnout, 
limited mechanisms for public participation and weak links with civil society organizations (csos) resulted in low 
and medium to low scores for equity and participation respectively, although there are some improvements 
and notable initiatives. similarly accountability is low but improving, with publication of tenders, budgets, 
public accounts not regular and limited use of anti-corruption mechanisms in place. 
Participatory and representative democracy have to be strengthened to improve municipal governance
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(ii)  Strategic, territorial and operational planning are among the most important and yet most difficult areas 
for municipalities to develop and implement. to date there has been a limited vision of a spatially balanced 
strategy for urban development and service delivery in most municipalities, particularly between urban and 
peri-urban areas. this has been exacerbated by the lack of coordination between municipalities and districts, 
and between central government, municipalities and provincial sector departments.  annual Planning has 
been largely based on previous years’ budgets using the electoral platforms as a guide, rather than being 
informed by a strategic financial and spatial planning process. the new planning law (Law 19/2007) allocates 
the leading responsibility for spatial planning to municipalities and offers opportunities to accelerate the 
development of urban space by challenging investments and increasing the security of tenures and right of 
use and access to Land (Duat). however, most municipalities are not currently equipped to fully implement 
the urban Land regulation, including the provision of land use rights based on spatial plans. 
(iii)  Municipal finances are extremely weak and constrained by law, but opportunities nevertheless exist for 
municipalities to significantly increase revenues. Municipal budgets are $12 per capita (compared with $23 
in tanzania, for example). own source revenues are underutilized, especially with respect to property taxes 
(iPra) in larger municipalities, despite legal limitations on expanding the tax base (e.g. exemptions on new 
properties for 5 years). all municipalities can improve their fee-based revenues and a number have made 
significant steps forward with market and solid waste management fees. the new fiscal law (Law 01/08) 
gives municipalities full control over taxes on property transfers, and vehicle taxes, although the financial and 
administrative implications are onerous. intergovernmental transfers are very limited. the overall pool is less 
than 1 percent of total revenues of the country (and capped at 1.5%) and the creation of new municipalities 
will reduce this further. furthermore, while development aid is important to municipalities this is not a stable 
or sustainable source of funding and municipalities are not usually involved or properly consulted about 
aid-funded projects when they are not the implementing agency. also, financial management systems are 
generally weak and fragmented and hamper municipal efforts in planning, executing and controlling their 
municipal budgets in an effective and integrated manner. 
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(iv)  Municipal organizational structures and staffing have improved but remain poorly matched to current 
and impending municipal governance, management and service provision responsibilities. the central 
government constrains the autonomy of municipalities through various institutionalized oversight mechanisms 
which aim to ensure compliance with procedures and norms of public sector management. nevertheless, 
municipal legislation does provide some autonomy for municipalities to define their own organizational 
structures, including revision of departmental responsibilities, workflows and procedures, staffing tables and 
job descriptions. a number of municipalities have done this but most have not yet exercised this prerogative. 
there has also been limited use of different models for service delivery, although some municipalities have 
utilized municipal enterprises (e.g. quelimane) and public private partnerships (e.g. Maputo). 
citizens judge performance on the basis of effective service delivery but municipal mandates vary from clear 
(e.g. solid waste, sanitation) to concurrent and unclear responsibilities (land, health, water, education).  there is 
a pattern of low access to key services, with more access in the core than in peri-urban areas. effective service 
delivery is conditional on addressing many of the underlying systemic constraints discussed above, limiting the 
utility of a purely sectoral approach. however, highly visible successes in particular sectors may be possible and 
useful. in urban land management for example, there is an urgent need to provide security of tenure and reduce 
the increasing informality in land markets and associated widespread corruption. solid waste management has 
encountered serious problems of o&M, limited technical capacity and a poor supply response from the private 
sector. sanitation is clearly a municipal mandate but resources are highly constrained even for on-site sanitation 
improvements (it is estimated that $182 million is needed to meet the MDGs). Water supply has seen much success 
under the fiPaG model but the rollout to full coverage will take time and the municipalities are drawn into the 
sector without their responsibilities being clearly defined.
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The Way Forward
Municipalities can tackle these challenges but cannot do so alone. the responsibilities for effective municipal 
performance do not lie solely within the power of municipalities but with a comprehensive effort by central 
government, municipalities, anaMM, organized civil society and the development partners to address the 
imperfections in the legal framework and the underlying constraints above (see table 2). 
Clarify current mandates of municipalities. Municipalities should focus on achieving success in the areas of clear 
municipal jurisdiction with support from other actors. Priority should be given to the most simple local goods and 
services, leaving to other government levels and utilities the more complex ones to which they lack the appropriate 
scale, like some aspects of health and education. notably, municipalities should focus on the sole provision of services 
to which they have clear mandates and have sufficient revenue and capacity to deliver. at the same time, it is important 
for central government ministries, provincial governments, utilities, and municipalities to work closely together to 
agree on the specific responsibilities (competencias) with regard to the mandates that are either unclear or require 
concurrent responsibility. this would also need to be set out in a medium to long term strategy for decentralization.
Establish timeline, methodology and “readiness’’ criteria for transfer of any new competencies to municipalities. 
it would be advisable for central government and municipalities to establish a process whereby transfers of new 
functions will be limited to municipalities that could manage these effectively. Government must develop clear and 
practical guidelines for involving the key cross-cutting ministries such as finance, Planning and Development, state 
administration, Public service, as well as relevant sector ministries to ensure the success of any eventual process of 
transfer of competencies to municipalities. anaMM should establish an ad hoc commission of mayors to engage 
with central government on this. this process should be seen as part of the decentralization component of the 
national public sector reform program, and preparation and support for municipal service delivery should be fully 
incorporated into the reform strategies and plans being formulated by each ministry and linked to fiscal policies. 
this exercise is likely to be the most significant dimension of decentralization and municipal reform during the next 
five to ten years. 
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Establish transparent criteria and timeframes for municipalization. both democratization and decentralization 
policies in Mozambique are constrained by the concept of gradualism and more particularly its lack of clarity. 
the benefits of municipal reform would be broadened and deepened if the central government undertakes a 
systematic expansion of decentralized governance over a defined period (e.g. 10-15 years) with clear targets for 
expanding its geographical scope to include all rural towns and the rural districts which surround them, in order to 
achieve a minimum viable size. clearer criteria for towns and villages (povoações) to become municipalities should 
be defined and disseminated, and a transparent process of evaluation of “candidates” to become municipalities 
should be established.
Enhanced responsiveness and accountability of Municipal Assemblies could be achieved by modifying 
municipal electoral legislation to include some proportion of area-based representation. this way, the 
representatives from the less politically connected and possibly more distant and more rural areas within the 
municipalities’ boundaries would have more voice and ability to influence decisions. this is a long term proposal that 
would require legislative reform but it would impact significantly on the nature of governance and accountability 
at a municipal level.
Increased accountability at municipal level is a major area that would bring critical shifts in urban governance. 
a number of measures should be emphasized such as the wide publication and circulation of public documents 
like contracts, tenders, budgets, plans, financial statements, audit findings, and codes of conducts for politicians 
and municipal officials. in addition citizen report cards and charters with citizen rights and responsibilities should 
become common practice, and transparent channels to receive citizens’ complaints and systems to control 
mismanagement and corruption should be established. increased channels for public participation, including 
participatory budgeting and more participatory planning, would be important along with increased representation 
of women and the poorest segments of the municipality. all of these require strong leadership from the mayors, 
councils and assemblies but central government, anaMM and the development partners have a major role to play 
in developing frameworks, guidelines and technical assistance to support improved governance and accountability, 
and to disseminate good practices.
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The establishment of municipal planning teams and effective planning systems are critical to urban 
development. in large municipalities such as Maputo or beira, it make sense to have a strategic Planning team 
located within or under the mayor’s office, tasked with coordinating the overall planning exercise. in smaller 
municipalities this would be an incremental process and the urban planning department could lead the process. 
on the basis of city consultations, the strategic planning team would assist the mayor in developing a city-wide 
strategic plan that would need to be operationalized. the planning teams would need to coordinate among sectors 
within the municipality, between the municipality and other arms of government (district, province, line ministries) 
for which spatial planning and mapping would be critical. on the basis of these activities, a priority action program 
for the next year would be defined and then linked to the annual budgetary exercise. 
Municipal finances need to see exponential growth in order to meet the demands of a growing urban population 
within municipal boundaries. the national transfer system needs to be enlarged and formula-based, and new tax 
instruments introduced that provide support for implementation of the new fiscal law. the central government 
needs to ensure that municipalities follow the sistafe Law and provide associated technical assistance to this end. 
the municipalities must expand the number of taxable properties and update property values, as is being done in 
Maputo and should operate with simple integrated financial management systems (e.g. beira), conforming to the 
national legislation. 
Municipalities have a role to play in reducing poverty and stimulating investment. urban and peri-urban 
agriculture initiatives for food security and job creation can be supported by effective urban planning and land 
use rights, as well as targeted support services. Municipalities play a critical role in providing the infrastructure 
to facilitate urban-rural linkages, such as markets, and promoting the establishment of extension services and 
other service providers to strengthen agriculture and agro-processing value chains. Municipalities also hold more 
intangible levers for improving well-being through participatory governance, where the impact would have more 
to do with political participation, empowerment and promotion of meaningful citizenship among the poor. finally, 
municipalities contribute to a more conducive environment for investment and employment by investing in critical 
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physical infrastructure (e.g. urban roads), reducing red tape (e.g. business licenses) and providing public services 
through public private partnerships.
Restructuring municipalities and investing in human resources can bring sizeable improvements to 
municipal effectiveness. central government should establish a national framework for municipal civil service 
careers and increase the flexibility of municipal recruitment and personnel management. it should also increase 
municipal awareness of the potential for restructuring and options for increasing capacity (staffing tables, salaries, 
redeployment, rationalization, recruitment, PPPs and other service delivery models). at a municipal level, there are 
many opportunities to reform systems and redefine procedures and workflows. Municipalities can also link career 
progress to training and performance, as has been done in Maputo under the staff strengthening Plan. 
Greater public investment needed for roads, pavements and to curb unemployment 
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Despite the underlying constraints, there is scope for short to medium term visible improvements in integrated 
service delivery. there is need for low-cost mapping and the development of cadastres to improve tenure security 
and expand tax bases. central government (through Micoa) and development partners must work with universities 
to develop a pool of experts for Gis and land use planning to achieve this. another visible area of clear municipal 
competence is solid waste management where much has been learned in the first decade. integrated solid waste 
management plans are needed to procure appropriate technology and build operational capacity, establish financial 
and economic sustainability by raising revenues and through citizen campaigns to build public responsibility. in 
the areas of water supply, municipalities and central agencies need to work together to clarify municipalities’ roles 
and responsibilities and to collaborate more closely on governance issues including sharing information on how 
resources are channeled and planned under programs that would enable households to access the networks over 
time. Municipalities have a particular responsibility in the area of sanitation, but without leadership and additional 
resources from central government, there is limited scope for meeting MDGs given the resources required.
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Table 2. Top 5 Recommendations by Actor
Central Government
 even though some general building blocks of a decentralization policy are present in the constitution and 
other existing legislation, a specific decentralization policy and strategy with a 10-15 year plan and define the 
approach to gradualism should be produced. 
 clarify the legal framework related to municipal responsibilities, particularly the “grey areas” concurrent with 
sectors and the organs of state (oLes).
 Develop clear “readiness” criteria for the transfer of additional functions under Decree 33/2006.
 establish a framework for a municipal civil service and reduce bureaucracy and excessive regulation of 
municipal personnel management.
 strengthen the national audit office (tribunal administrativo) to increase the accountability of 
municipalities. 
Municipalities
 Publish plans, budgets, accounts, contracts, tenders, codes of conduct and enable information flow to and 
from citizens e.g. participatory budgeting and complaints mechanisms.
 establish or strengthen municipal planning units to produce plans that link strategic consultative plans with 
spatial, sector and annual plans and budgets. 
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 Produce urban plans that are realistic and easy to implement. Develop cadastres to issue land use rights 
(Duats) and expand the number of taxable properties.
 increase own revenue collection through various (tax and non-tax) instruments and institute simplified 
integrated financial management systems.
 undertake overhaul of organizational structure where needed, including procedures and workflow reforms, 
redeployment, rationalization and recruitment, models of service delivery and revision of departmental 
responsibilities.
ANAMM/ Development Partners
 strengthen anaMM’s capacity to engage with central government on legal and policy reforms on behalf 
of municipalities.
 Document and disseminate knowledge and good practices in municipal development from within 
Mozambique and from other countries. 
 coordinate exchange of experience through peer learning mechanisms. 
 offer training programs in areas of common need to municipalities. 











swiss aGency for developMent 
and cooperation
NatioNal associatioN of 
MuNicipalities of MozaMbique
Un-habitatreal danish eMbassy
